

























In this paper I explore contemporary Danish urban policy, and the neighbourhood regeneration policy of Kvarterløft in particular, through the notion of capacity, which these policies can be seen as mobilising. This mobilisation of capacity can be seen as part of strategy in making neighbourhoods and residents capable agents of their own government, and simultaneously developing the capacities of local government in facilitating, dealing with and controlling this agency. I analyse how capacity-building is discursively constructed as a strategic means to achieve regeneration of neighbourhoods, integration and inclusion of residents, and development of local levels of government. I discuss the consequences of this strategic use of the notion of capacity in relation to the (re)production of boundaries in relation to ‘active’ forms of citizenship and the development of new forms of dialogue which are both inclusive and exclusive. Furthermore, by making use of material from the Danish case of my research project I analyse the barriers for the development of aspired for capacities. This research project is a comparison of the Kvarterløft programme with the New Deal for Communities in England, based on semi-structured interviews in two case localities, namely Vollsmose in Denmark and Oldham in England. The paper is structured as follows: Firstly, I give a brief outline of the history of Danish urban policy, and a more detailed outline of the Kvarterløft programme. Thereafter, I focus on the construction of the capacities of the neighbourhood, the residents and the governing institutions in that order.
Danish Urban Policy
To give a short sketch of the history of Danish urban policy would roughly be to divide into three periods. Until the 1990s, urban policy was largely subordinate to mainstream housing and welfare policies and consisted of national, top-down controlled initiatives focused on the physical environment and housing stock. Within this period there is a shift from the ‘welfare city’ inserted in a Keynesian framework as the management of growth enmeshed in principles of redistribution and equity toward the management of crisis and recession in the larger cities, subordinating urban initiatives to concern with economic restraint. During the same period a negotiated style of planning was institutionalised, although in the later part of this period with emphasis on potential investors. This tradition for negotiation with involved partners remains a characteristic of Danish urban policy, and Danish welfare policy in general, throughout the three periods. 

It is in the 1990s, that Danish urban policy acquired its distinctive character and became a policy area in its own right with the launch of area-based urban initiatives. The introduction of area-based initiatives is a general trend in many other European countries during the 1990s and the Danish initiatives were influenced by study trips to, for example, England, Germany, Holland, and America (Groth-Hansen 1998). This new emphasis on urban policy culminated in 1998 with the establishment of the Ministry for Housing and Urban Affairs, which in 1999 presented a coherent urban policy for the first time in the form of the action plan ‘City of the Future’ (Fremtidens By), the goal of which is expressed in the following:
“… [T]o reinforce economies and therefore also employment opportunities, to promote equality of opportunity, community involvement and renovation of urban areas, to protect and improve the urban environment in the interests of ensuring sustainable urban development and finally to improve urban administration and community participation” (By og Boligministeriet 1999b).

The 1990s motivated three types of area-based initiatives:
-	Firstly, initiatives which aim to enhance the international competitive capacities of metropolitan areas through the development of Ørestaden and the harbour areas. This takes the form of urban development projects with emphasis on entrepreneurialism and land development put in the hands of a public-private partnerships in the form of an elitist growth coalition backed by ever exceeding state credit lines (Andersen, et al. 2000). As such these initiatives combine enhancement of the capacities of particular spaces with the development of social capacities of business investors and policy makers.
-	Secondly, initiatives which aim to regenerate inner-city areas and social housing estates thereby strengthen the competitive capacities on the housing market and their capacities for social cohesion. These projects emerge out of the Urban Committee, which was a cross-ministerial committee founded by the Social Democratic led Government in 1993. The aim of these regeneration projects was to integrate social, physical and economic initiatives, although the social initiatives only amounted to a small percentage of the overall budget. These projects were deemed a success in halting the degeneration processes and rising unemployment rates in distressed social housing estates by the national evaluation done by the Danish Urban Research Institute (Skifter Andersen 1999). Although it is an open question whether this success was due to the programme itself or a general economic upswing in this period coupled with rising house prices preventing the out flux of the middle-classes (Kristensen 2002; Munk 2001; Skifter Andersen 1999). A further implication of these projects was that ethnic minorities entered the agenda of Danish urban policy as a main part of the proposals of the Urban Committee emphasising concerns with problems of integration and concentrations of ethnic minorities on social housing estates (Vestergaard 1999). 
-	Thirdly, initiatives that aim to re-build the capacities of deprived areas and the capacity for inclusion among their residents, and importantly enhance the institutional capacities of governing bodies in the process. These take the form of the Kvarterløft programme, likewise a product of the Urban Committee, which now has had two rounds with 12 areas involved all in all, and which I will outline in more detail shortly, as this programme is the focus of my research.

In the third period from 2001 to the present, with the Liberal-Conservative Government in power, urban policy lost its status as an independent area because the Ministry of Housing and Urban Affairs were closed and the urban initiatives which still carry on were transferred to the remit of the Ministry of Economics and Business Affairs, and the Ministry of Integration. A move which signals a greater emphasis on the integration of ethnic minorities and the threat of ghettoisation at the expense of the holistic and integrated approach to urban policy celebrated by academics. The second generation of the Kvarterløft programme is still running, although there will be no more rounds, and the holistic orientated regeneration programme likewise carries on in a much downscaled version. 

Initiatives under the present Government are firstly ‘Byer for Alle’ (‘Cities for All’), an experimental area-based initiative covering five model areas characterised by a concentration of social housing, unemployment and socio-cultural problems – meaning concentrations of people with ethnic origin – for a special effort over four years. The initiatives should cover areas of employment, integration, democracy, engagement of citizens and civil society, primary education, and the creation of mixed forms of ownership and types of residents, all with special emphasis on the integration effort in line with the new integration policy launched by this government (Ministeriet for Flygtninge 2002a; Ministeriet for Flygtninge 2002b). Thus in these projects employability and entrepreneurial capacities of ethnic minorities, their Danish speaking abilities and educational skills, and their citizen capacities understood as active participation in local civil society are all seen as important elements for their capacity for integration. Secondly, the Government recently launched a strategy to fight ghettoisation – were ghettos are defined as areas physically and/or socially distanced from the society with high concentrations of ethnic minorities and people on social transfers. Although, it is noted that concentrations of particular populations are not in themselves the problem, the emphasis throughout the strategy document is on ethnic minorities and the problems of integration (Den Danske Regering 2004).  

From this brief outline four points about contemporary Danish urban policy emerge:
1.	Danish urban policy has an experimental character, and related to this;
2.	Danish urban policy is increasingly decided and implemented through networks, and these are increasingly oriented toward process and learning (Hansen and Sehested 1999);
3.	Danish urban policy can, following Andersen (Andersen 2000), be characterised as in an ambivalent position between neo-elitist growth oriented strategies and social mobilisation or empowering strategies, the latter increasingly targeting ethnic populations. Thus two strategies which targets the capacities of different populations in specific ways;
4.	Danish urban policy can be understood as aiming to develop the capacities of particular areas, the inclusion and citizen’s capacities of their residents and the institutional capacities of the governing bodies.
Kvarterløft 
The Kvarterløft is an experimental area-based, but state steered programme, which originates in the aforementioned Urban Committee. According to the Central Kvarterløfts Secretariat the programme aims to turn around ‘negative spirals’ in neighbourhoods characterised by severe problems across a broad range of sectors and to gain knowledge that can be used in municipalities, which face similar problems, and thus influence models for future urban policy (Kvarterløftssekretariatet 2000). It was piloted in the neighbourhood Nordvest in Copenhagen in 1993, and followed by a first round of six more areas in 1997, and a second round of five areas in 2000, one of which is my case area Vollsmose. The time horizon of the programme is five years, but of the areas in the first round 4 out of six areas were extended beyond this period for two to three years. The criteria for the choice of participating areas were three-fold; need, learning – or institutional capacity, and lastly emphasis was placed on geographical variation so as to include provincial areas. In the second round more emphasis was placed on need. Furthermore, the choice of areas was influenced by the degree to which applicants showed the ability to integrate a number of capacities: holistic orientation – or integration of the different areas, the engagement of local residents and actors, and the development of partnerships. 

Financially the overall budget for the 12 areas is 1.3 billion D.kr, which amounts to approximately 174.8 million Euro of which the local authorities pay between 40-50%. Added to this come private investment and funds from other programmes which the areas have had varied success in attracting. 

The actual projects initiated in the areas differ slightly. To give an example the focus areas in my case area Vollsmose are: Employment and occupation, education, image and safety, cultural bridging and multicultural dynamic development, commitment, co-operation and local ownership (The Secretariat of Vollsmose 2003). Vollsmose differs in its emphasis on multiculturalism and education. The former due to it’s, in a Danish context, exceptional high concentration of ethnic minorities of around 60% of the population across 78 nationalities. The national evaluation of the first seven areas commissioned by the Government, done by the Danish Urban Research Institute, shows that the physical areas of improving housing, urban areas and functions have had the greatest priority, that the area of improving local businesses generally formed a small part of the projects, and that the social and cultural projects have varied in emphasis across the areas (Skifter Andersen and Kielgast 2003).

One of the main aims of the Kvarterløft programme is, as mentioned above, to generate learning which can influence future models of urban policy, its implementation and governance. The organisation of the programme has in practice resulted in four developments in relation to traditional forms of organisation and ways of working at the local level:
1.	Urban policy as area based rather than sector divided. 
2.	Introduction of process and project oriented ways of working.
3.	Experimentation with partnership organisations and the development of new institutional frameworks.
4.	Increasing the democratic potential of local urban policy and the development of new democratic models.
None of these developments are linear but get transformed with the different phases of the programme. The integration of different policy areas with focus on the area and hence the ‘joining-up’ of traditionally sector divided ways of working have proved a challenge for local municipalities. It breaks with established ways of working, traditional divisions of labour and feelings of ownership. A study by Engberg et al. shows that in reality the extent of integration and holistic orientation has been dependent on local leaders (Engberg, et al. 2000). The public-private partnerships formed vary in type across the participating areas depending on the traditions and previous organisations within the local area, but typically involve the co-operation between sectors, residents, local organisations and businesses within the hierarchy of municipal decision making. Engberg et al. has coined the overall governance model of Kvarterløft consensus-steering. This signals that the partnerships, which manage the day-to-day running of the programme, depend on the development of alliances, trust and consensus to move on and implement the projects, the complications of and barriers to which I will return to later. The local implementation is steered on a national level by the state through contracts of co-operation and the formulation of overall criteria, aims and methods. Kvarterløft can thus be described as a combination of top-down control and bottom-up organisation through networks and partnerships.
Regarding the development of the democratic potential through the engagement of local residents and other stakeholders, this has likewise proved a challenge for local municipalities. The involvement and influence of residents have been greatest in the initial phase with the articulation of neighbourhood plans, later scaled down with engagement of fewer active residents in working groups, with the occasional public event. It is still uncertain whether new institutional forms and ways of thinking will be integrated into municipality working during and after the anchoring phase. An initial study of the anchoring process among some of the areas in the first round by Manzanti suggest that few lasting changes have been made to the organisation of municipalities or ways of working (Mazanti 2002a).
Capacities of the area
The focus in the Kvarterløft programme on turning around ‘negative spirals’ in neighbourhoods signify the discursive construction of the space of the neighbourhood itself being part of the process of exclusion. A construction, which connotes that the exclusion of areas are at least partly, if not mostly, the product of internal characteristics of the place. In the following I will focus on how the Kvarterløft programme aim to enhance the capacities of the neighbourhoods and how such a strategy itself functions as justification for an area based approach. 

The main bulk of the financial resources – approximately 90% - of the Kvarterløft programme are spent on physical improvements. This area has also attracted a lot of additional funding, for example, from Landsbyggefonden (the Building Fund of the National Association of Social Housing). The stated aim of this is to improve the capacities of the areas as liveable spaces by improving housing and surrounding green areas and improve or provide community facilities. This bias towards the physical places the programme in line with previous initiatives that focused on lifting areas through brick and mortar, despite its stress on the holistic and integrated orientation. Furthermore, and probably more importantly, the objective of these initiatives is to improve the capacities of the area in the form of attracting the ‘right’ kind of residents. Or as Skifter-Andersen argues in such a way that makes these places suitable for other citizens than the excluded (Skifter Andersen 2001). One of my interviewees involved in the organisation of the local Kvarterløft effort expresses this succinctly:
“…re-mortgaging is not only about new kitchens or the expansion of flats, it concerns the believe that by changing an area radically you can get other people to live there. With other people is meant people who thinks that the flats are so attractive to live in that they prefer this area from anywhere else. It is families with a middle income who will choose a good flat a good place…”(3/D).
“…It is very clear now after a few years when you look at it [the municipality report] again…it becomes clear that the focus has been on that. Then you can discuss whether it is because focus has been on that the people out here should be more white, or that they should have a higher income, or whatever it is when we speak about settlement”(3/D).  
The belief is that by raising the standards of the area you can attract a better tax base and lessen the burden on the social services and thereby create a more mixed group of residents. The rationale of this strategy is that success in attracting more resourceful residents will endorse the area with more social and economic capital, which (hopefully) will raise the area as a whole. Even if it fails to attract other types of resident, the rationale is that an enhancement of the capacities of the area would have positive effects on all residents as it makes the area more attractive and a nicer place to live in terms of a safer and more up to date physical environment. The unintended consequence of this strategy is that it creates new boundaries between, in effect, the wanted and unwanted residents, which map on to ethnic divides between Danes and new Danes. Attracting more resourceful residents, either by improving the quality of the flats, the area or changing forms of ownership, necessarily means less space for the less resourceful. If one takes a critical perspective, this strategy echoes the trickle-down strategy prevalent in England in the 1980’s (Atkinson and Moon 1994). This strategy underlines that emphasis of the programme is on lifting the areas rather than targeting the exclusion of particular groups.

Initiatives to improve the areas’ image provide another example of how this programme aims to develop the area, here by focusing on the symbolic capacities. In relation to Vollsmose this is particular pertinent as the area generally has a negative image accentuated by campaigns in the national press drawing a picture of the area as unsafe and inhabited by young criminal ethnic minorities. This is one of the main reasons why Vollsmose Kvarterløft has made image one of their five focus areas. Part of the area consists of multi-storey building from the 1960s and the picture that lingers in the media is that of a grey concrete area inhabited by socially deprived residents, despite the area having many big green areas and semi-detached housing. In a survey done by the National Institute of Social Research, 73% of the average population disagreed with the thought of Vollsmose as a nice and safe place, and near as many (72%) had a generally negative impression of the area (The Secretariat of Vollsmose 2003:9). Another survey shows that many among the residents (45%) believe that the negative image is due to social problems in the area (Skifter Andersen 2003:21), as one of the resident interviewees put it: Vollsmose is characterised by problems, and the residents as either ethnic groups or social losers, drug addicts, alcoholics, or people on benefits. Many people reject the neighbourhood (5/D). Though, a bad image often does not reflect facts. Another of my interviewees (1/D) reports, for example, that many residents are happy living in the area, some blissfully unaware of its negative image, as they do not engage with Danish media. A fact that is reflected in that more than half of the residents have no plans of moving away (Skifter Andersen 2003:21).

Initiatives to improve the image of Vollsmose have focused on improving the dialogue between the neighbourhood and the rest of the city and the region. Public and private institutions have been encouraged to place their arrangements in the area attracting outside visitors; examples have been a football show, and art exhibitions. Local media have also been encouraged to publish positive stories about the area. Co-operation has been established between the police and local families reducing first time offenders (The Secretariat of Vollsmose 2003). These initiatives have all been deemed a success in terms of attracting outside visitors and inside participation, and in terms of improving the image of the area among the population of the region of Funen (The Secretariat of Vollsmose 2003). A positive image is in this way by the local Kvarterløft secretariat constructed as a capacity for both residents and the area as it contributes to feelings of ownership, responsibility, and safety, and acts as a positive resource for the attraction of resourceful residents and the construction of social identities (Vollsmose Kvarterløft 2002). Conversely, a bad image is constructed as placing a stamp on residents (Vollsmose Kvarterløft 2001).

It is interesting here how the area’s physical and social characteristics, the social perception of its residents by the surrounding world, and the residents’ own perception of, identification with and active participation in activities in the area, are seen as translating into the symbolic capacity in the form of image. At the same time, negative symbolic capacity leads, according to one resident interviewees, to experiences of address discrimination in relation to job interviews and insurance cover (4/D and 5/D). Such image exclusion can make the community turn inward on itself, as another interviewee explains:
“…I will say that at the time when the smear campaign by the press, which I will allow my self to call it, was worst, people out here were enormously aggressive, and you get aggressive in the way that you turn your back on the world. And maybe there was much aggression against the press, the municipality, people from outside, and this feeling of living in a zoo…”(1/D).
These negative effects are exacerbated by the Governments aforementioned ghetto strategy as the area once again has been categorised as a ghetto area, accentuating its negative image nationally and emphasising its multiculturalism as an ethnic threat to integration and cohesion. A publication that punctures the improvements made by local initiatives and thus potentially risk turning the local focus on place identity into stigmatisation (Skifter Andersen and Kielgast 2003). 
Capacities of inclusion
The Kvarterløft programme is not aimed at tackling social exclusion on a general level, as exclusion and poverty are seen as best tackled through mainstream welfare measures such as a redistributive tax system and high levels of social benefits. The Kvarterløft programme is in this way enmeshed in a discourse of the Danish welfare society with high levels of equality. The latter reproduced in a recent Government document on the low-income population that recorded in an international context high levels of financial equality with ‘only’ 4,2 % of the population below the 50% median income (Finansministeriet 2004). Social exclusion is in a Danish urban policy context mainly understood spatially as a contributing factor to a self-reinforcing process that undermines the sustainability and enhance the segregation of particular neighbourhoods, for example in the urban policy document “Fremtidens by” (City of the Future) from 1999 (By og Boligministeriet 1999). The Kvarterløft programme can be seen as part of a strategy to fight the exclusion of particular neighbourhoods, and related to this social exclusion on a neighbourhood level (Skifter Andersen and Kielgast 2003:31). I have addressed examples of the former in the previous section. Here I will focus on the latter through two examples of strategies for the improvement of residents’ capacities for inclusion, firstly the enhancement of residents’ employability, and secondly, the development of social capital.

Most of the Kvarterløft areas have, like Vollsmose, initiatives to improve local employment rates. In 1999 the number of unemployed in Vollsmose was three times that of the surrounding city, and overall 60.5% of the population of working age were outside the labour market. The employment area only takes up a very small part of the resources of the Kvarterløft programme overall, but that is largely due to the fact that job information, job training and activation is in the hands of local municipalities both in terms of responsibility and mainstream resources. Employment as part of the regeneration initiatives therefore take the character of the establishment of local job centres, targeted training courses and development of social partnerships in the new ‘social economy’ (Amin, et al. 2002). These are partnerships between employment departments, local business and residents targeting particular unemployed groups in the neighbourhood such as young ethnic residents. Very little has been done generally to increase the number of businesses or local service outlets. In short, focus has been on improving employability rather than increasing the numbers of jobs available. This is in line with the national unemployment strategy aiming at activation and training emphasising obligations of the unemployed, the fight against dependency, and the importance of employment for successful integration of ethnic minorities. 

Projects to increase residents’ employability focus not only on formal skills, such as Danish speaking capacities in the case of ethnic groups, but also on confidence building, and the creation of trust.
“Employment is also about, I am at the moment working on a sports project which is about refugees and immigrants acquiring greater trust and confidence and then separate these troublemakers from certain social relation and place them in new ones. That can in the last instance improve employment rates”(18/D).
Another interview expresses the need for broadening the general knowledge of the social rules of behaviour in working relations:
“…they cannot get employment and stay on the labour market if they do not have general knowledge. We have ‘bridge builders’ employed today, because they get married with these Turkish men, or what ever it is, then the women return to their old roles. Their Danish worsen and their behaviour changes because they work from six morning to twelve at night…How can I keep this employee if I can feel that she does not improve on her Danish? That is if we get an extra budget cut then we will have to say that unfortunately it is not you who is to stay. If people’s behaviour does not change then the labour market does not want them” (15/D).
Increasing capacities of employability is therefore much about human and social skills cast in the language of Human Resource Management. This is even more pertinent for ethnic minorities on who are placed extra behavioural demands.  

Extra barriers for ethnic minorities are likewise the case in relation to the development of social capital. The increasingly popular concept of social capital in academic and policy arenas take in relation to the Kvarterløft programme the form of responsibility, ownership, and networks among residents which lead to increased capacity for action to improve the environment in, and reducing the problems of local neighbourhoods (Larsen, et al. 2003:151). As argued in the evaluation of the Kvarterløft programme by Larsen et al. this makes a clear connection to the way social capital has been conceptualised by Robert Putnam as a collective resource for the realisation of common goals. He introduces the influential distinction between ‘bonding’ and ‘bridging’ forms of social capital and it is especially the latter that is emphasised by the Kvarterløft programme. Putnam’s influential work on social capital has in a brilliant article by Smith and Kulynych been criticised as ignoring the extent to which social capital is constituted by financial capital. Furthermore, as degrading the power of civic engagement by connecting it to forms of economic activity thus depriving political and civic activity of its historical context and distinctive meaning. They argue instead for the use of social capacity that denotes the same things, but crucially without the drawbacks of the connection to capital. Social capacity can then be connected with civic capacity without the confusion, bringing with it the benefit that civic capacity then can be understood as the explicitly political and public aspect of social capacity (Smith and Kulynych 2002:180). Social capital in relation to the Kvarterløft programme is hence best viewed as being about civic capacity and very little about social capacity.

The communitarian view of social capital prevalent in the Kvarterløft programme ties it to the nexus of ideas around the reinvention of community in urban policy, which is an international phenomenon of the 1990s. In the Danish case the community imaginary invokes the idea of the close-knit village community saturated with capabilities for communal action. The aim of the Kvarterløft programme is through top-down initiated bottom-up action foster the re-building of communities based on this imaginary. My case study of Vollsmose shows that in reality the neighbourhood is criss-crossed by multiple and heterogeneous communities which are exclusive and formed along lines of ethnic belonging, religion, age and gender. A finding which is echoed in studies by Manzanti and Pløger and in international studies by for example Taylor (Mazanti 2002b; Pløger 1999; Taylor 2003). As Taylor argues: social capital creates new boundaries and is therefore not to be equated with cohesion (Taylor 2003:57). Furthermore, developing sense of ownership in relation to the re-building of community can turn out to be more a question of negotiating already existing forms of ownership. As one of my interviewees articulates it: 
“The problem here is that there is so much ownership”(1/D).

If one focuses on the aspect of social capital, or civic capacity, which is about the formation of networks, then the evaluation by Larsen et al. shows that the Kvarterløft programme has been an overall success (Larsen, et al. 2003). This is based on the rise of formal and informal networks in three neighbourhoods in the first round, and whether this will hold true also for Vollsmose it is too early to say. What has come out in the interviews is that if the existence of networks is to translate into social capital as the power to become engaged and change the neighbourhood around which is one of the criteria of success for the Kvarterløft programme, then it has to be networks of the right kind. As articulated by one interviewee involved in the organisation of the local Kvarterløft project:
“When we come with our debate meetings, it is not only because we start at Danish times, we have become better at not planning it at praying times and so on, but when we come with our way of creating debate with a panel and a discussion, then we are missing the mark. Then we are catching the Danish group, and maybe especially that Danish group who knows someone who are engaged already, since they are at the meeting I will come too. As long as no one with ethnic background attend they won’t know anyone when they arrive” (3/D).
Engagement of local residents in the regeneration work demand, among other things, (a) access to networks and social relations with influence on the decision making process, and, related to this (b) access to the acquisition of the curriculum of regeneration. Regarding the first point, the size and members of a network matter, following Bourdieu, for the amounts of social capital it can generate. Some networks, like ethnic organisations, which are not endowed with legitimate recognition of the municipality or other decision making bodies, are not generating the same amounts of social capital as the formalised networks around the social housing associations, since their social capital does not translate into political influence. They are not given a legitimate voice since they are not recognised as representatives of the community. Resulting in that almost no ethnic representatives participate in the decision-making structures of the Kvarterløft project in Vollsmose. This relates to the second point, that inclusion in the regeneration process is not only about bodily presence, about sitting at the right tables, it is also a question of speaking the language of regeneration (this is an idea I have developed from Basil Bernstein’s theory of pedagogic modality (Bernstein 1996)). To have a voice in the process one is required to know about how the process works, whom to talk to and when. The acquisition of the code and curriculum of regeneration is necessary for all actors involved, but ethnic minorities are disadvantaged in the differential acquisition of this curriculum. Part of this, such as common knowledge of the democratic system, is transmitted and required through early socialisation in schools and families a process in which ethnic minorities have a disadvantaged position. 
“I think… that it has something to do with that if you come from another cultural setting then the understanding of that you not only are part of a democracy, but that you can enter the decision process at an early stage, can be difficult to understand. Or maybe not understand that seems so negative as if people are somewhat stupid, you simply don’t know this. That communication, that learning, which many of our foreigners receive at language schools and so on apparently never get to this” (3/D).
Other elements of the curriculum are transmitted and required through interpersonal networks and participation in political and civil society organisations. Also here are ethnic minorities in a disadvantaged position. They might be members of organisations, but often the ‘wrong’ ones in regard to acquiring the official codes necessary for influencing the regeneration process. In a similar manner Larsen argues that engagement of the weakest groups in the neighbourhood demand an extra effort which has not been part of the Kvarterløft projects overall (Larsen 2001). 

To summarise the Kvarterløft programme has been successful in experimenting with new ways of raising the social capital of local areas in terms of generating new social networks, but whether this has lead to the empowerment of on the individual level is doubtful. Those who are socially excluded, worst off and in most need of increased amounts of social capacities are excluded from the networks that enable power to action. To change this demands intervention in the power over access and assistance in the acquisition of the capacities of inclusion, or changed criteria for legitimate capacities. 
Capacities of the governing bodies
In the above I have concentrated on how the Kvarterløft programme aim to enhance the capacities of the area and the capacities of the residents. Both can, following Mitchell Dean, be understood as the development of capacities for agency: the enhancement of capacities for active involvement in the regeneration work and in society at large, in short, capacities for self-government (Dean 1999). In the following I will turn to what Dean call technologies of performance, but which I will call institutional capacities. Capacity building is, as Marilyn Taylor argues, too often associated with the re-building of communities – and with individual capacities – and more emphasis should be placed on developing the capacities of the institutional partners, which are to support the rebuilding of communities (Taylor 2003). I have mentioned above that the Kvarterløft programme aims to develop future models of urban governance in this way becomes the development of the capacities of governing bodies for facilitating, enabling and controlling the agency of self-governing individuals and communities an integral part of the regeneration programme.

Institutional capacity comprise in relation to the Kvarterløft programme at least the following four interrelated factors:
1.	Capacities for engagement and dialogue – establishing relations to and developing dialogue with all stakeholders that enable the construction of a platform for co-operation.
2.	Strategic capacities – capabilities for keeping open and develop strategic horizons and discursive frameworks.
3.	Performative capacities – abilities to measure, compare and control own and partners’ actions.
4.	Transformative capacities – developing new ways of doing and organising and acquiring and adjusting to new forms of knowledge.
Although these here are analytically distinct, they are in practice overlapping and interconnected. My development of these factors is influenced by Patsy Healey who likewise stresses the importance of institutional capacities as relational and produced through interaction. She and her co-authors​[1]​ analyse capacity in relation to knowledge resources, relational resources, and mobilization capabilities with focus on frames, discourses and practices (Healey, et al. 2003). In the following I will, due to limitation of space, focus on the capacities for engagement and dialogue by way of providing short examples of the barriers for their development as they emerge from my research. 

I have already noted the importance of engaging residents in the regeneration work, and some of the barriers facing weaker residents in this process. Focusing on the capacities of the municipality and the local Kvarterløft secretariat for fostering relations with resident groups other capacities and barriers for their development appear. The development of trust is a necessary capacity of lasting social relations between the stakeholders. Conversely, mistrust from both sides of the relationship work as an active barrier for ability for these relationships to act. The residents mistrust the municipality’s engagement in the area and their commitment and abilities to change things. This mistrust has been reinforced by the structure not delegating the neighbourhood council competencies to take decisions, a factor that is in the process of being remedied by the present restructuring. A new steering group has been formed, replacing the council, with representative of residents, local associations and agencies, municipality departments, and local politicians which act as observers. The complicated relationship between municipality and residents places the intermediary local Kvarterløft secretariat in a difficult position of trying to establish autonomy from the municipality so as not to reproduce mistrust and keeping loyalty to the institution to which they are accountable. 
Among municipality employees, and the employees of the local secretariat there is a lack of trust in the abilities and capacities of the residents. This is, for example, apparent in the emphasis on the need for concreteness when it comes to working with residents:
“I don’t know, if you ask the residents then I think that they will have many, many difficulties…they would say: stop all those projects, don’t do this, and we have everything. Residents are not able to see the overall picture, they look at what do I get out of this…”(15/D).
“Today…at one time I thought it was a big problem, today I would say that I do not think that we will get the local environment strongly involved before we have some very concrete projects or initiatives, where we are goal oriented and say: Here you can get in and make a difference narrowly in relation to this project, and you can be sure that the project will be realised. I think it is difficult, it is difficult for most people, to be in a theoretical forum day after day” (3/D).
I do not here doubt the experience these employees have with working with local residents or that many residents would want to see tangible results of their efforts in order to become involved. What I am trying to get at instead, is that municipality employees need to be reflexive about the preconceptions of residents’ abilities they bring to the project. They need to keep an open mind in relation to including less formal abilities or abnormal patterns of behaviour. Related to this is the emphatic capacity for understanding how other partners see the world. Residents and municipality employees bring with them very different understandings of time and time horizons, for example. Long-term residents often see the neighbourhood in very different ways than the employee coming recently to the area from the outside. Similarly, residents have difficulties understanding the temporal workings of the municipality, which often seem to be extremely prolonged. Difference in time horizons and mutual understanding likewise play a part in relations of dialogue between different departments with diverging working cultures, or in relations to the local secretariat which are focused on the realisation of particular projects in contrast to the long-term view of municipal employees. 

Establishing capacities for co-operation by building social relations are hence something that must be understood as a process of getting to know one another, and more importantly getting a mutual feel for the ‘rules of the game’, or how things work. This is apparent in the following two examples, the first concerns the local Kvarterløft secretariat:
“But she has had the problem of hiring people some of whom does not know the municipality, that is, they do not know the municipal world. This means that there has been many clashes between the world of the municipality and the people coming from outside”(15/D).
Knowing the rules of the game is thus a necessary capacity in order to negotiate the conflicts of power between different types of institutions. The other example concerns the municipality steering group and their relations to the secretariat:
“There I have to say that in relation to the Steering group it has taken the two years to reach a forum which to a fair extent speak the same language. This process could have been ended quicker if we earlier had established the tools to make them do it. And make us understand them better. Because one of the barreirs have namely been that they think that we have been too little bureaucratic, understood the systems way too little. It has also taken a long time to figure out what it exactly was they meant by saying what type of bureaucracy they had…”(3/D).
I have above discussed the implications of a legitimate language of regeneration in relation to the residents. The acquisition of the legitimate curriculum is likewise an issue for agents in the governing institutions. It is a legitimate language that is developed through its interactive use in the relations of governance, but at the same time, its acquisition influences these very same social relations and their ability to act. It involves not only understanding of the language of different institutional cultures, but also the knowledge of and the ability to act within the complex relations of power in which these social relations of governance are enmeshed. As apparent in the above quotation, complications in the process of the acquisition of this curriculum have consequences for the clarity of the division of labour between different departments and the local secretariat. There has from the municipality been the perception of the secretariat as an outsider that did not have a proper understanding of how things work. Conversely, the employees of the secretariat have had the feeling that municipal departments feared delegating power. 

The problems with trust, differences in time horizons and problems of establishing dialogue across institutional borders are not unique experiences of the Kvarterløft programme or this particular area, they are also findings of the evaluation by Larsen et al. (Larsen, et al. 2003), and by studies of local partnership working in England (see for example DETR 2002). But coupled with the focus on the complications of the acquisition of the legitimate curriculum of regeneration, the need for including a time frame in regeneration processes for this kind of processual learning and the acquisition of these capacities, which in most cases takes the form of learning-by-doing becomes accentuated.

Conclusion
In this paper I have advanced the idea that the Kvarterløft programme can be understood in terms of capacity development. This form of urban policy works not through direct intervention in urban areas, or fights area-based social exclusion through mainstream redistributive measures but employ the strategy of indirect intervention by developing the capacities of communities and residents as active citizens capable of self-governance. 

I have given examples of how the Kvarterløft programme aims to enhance the capacities of the area in terms of a combination of physical renewal and symbolic makeover. I have shown that the programme aims to fight social exclusion at the neighbourhood level by raising the capacities of the residents with the examples of employability and social capacity. Furthermore, that the Kvarterløft programme simultaneously involves the development of institutional capacity partly as to facilitate and control the development of the capacities of the area and the residents, partly as a goal in itself in order to enhance the governing capacities of local government in future urban policy. 

A future research project would be to explore further the question of what this focus on capacity in an area-based policy, such as the Kvarterløft programme, means for the relationship between the understandings of space and social relationship? For now, the above have shown that the capacities of space are dependent on the social relations within and without. Conversely, a development of the capacities of space changes these social relations. We have, for example, seen that enhancing the attractiveness of the area through physical improvements creates new forms of exclusion between the wanted and unwanted residents.  
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^1	  They develop their notion of institutional capacity from Amin and Thrift who apply the notion of institutional capacity as ‘institutional thickness’(Healey, et al. 2003).
